Specifically, the school is constrained by virtue of being a subsection of the much larger jail organization-an organization which has custodial goals and priorities in conflict with the goals of the school. The jail school program, instituted to remedy educational problems, has been undermined by several processes related to the priority of custodial concerns.2 These processes include institutional routines, discipline, and institutional resources.
In the present paper, I first discuss the relative priority of custody versus treatment. I then discuss each of the previously noted processes as well as ways in which school personnel attempt to cope with problems resulting from the custody-security emphasis. The present paper represents, in part, a replication of previous studies dealing with the custody-treatment conflict in prisons and other types of penal institutions. More importantly, it focuses attention on the county jail as a unique, but too often ignored, type of penal organization. In the conclusion, I discuss implications of the present study and stress the need for increased sociological research in the jail as an important type of organization.
Research Setting and Method
Metropolitan County Jail, housing an average of approximately 1,800 inmates, is located in a large urban area. Like other jails, it provides temporary detention of individuals awaiting preliminary hearings or awaiting trial, and short-term incarceration of persons convicted of misdemeanor offenses. The jail school consists of two divisions, with facilities in the basement of two cell blocks. The academic section includes four classrooms, a principal's office, and an interviewing room, while the vocational section includes shops for shoe repair, wood working, and printing. The school staff consists of ten full-time teachers and a principal, supplied by the Metropolitan Board of Education. The school is open four hours a day, five days a week, 12 months a year. Normal daily enrollment is approximately 150 students. And while the jail takes adults of all ages, the school is restricted to male inmates, aged seventeen to twenty.
The present paper is based on data collected during sixty-seven days of participant observation in Metropolitan County Jail School: in the role of observer-researcher. I use excerpts from my field notes to illustrate and document the analysis. (For a detailed discussion of the methodology, see Mennerick, 1971:33-53.) Custody Treatment: The School's Lack of Priority Security: high priority
The basic task of the Metropolitan County Jail is to confine prisoners, some convicted, some merely accused. Given the diversity of the prisoner population which includes some individuals charged with serious crimes, the jail operates as a maxi mum security institution. And while juvenile and adult, and sentenced and non-sentenced inmates are ordinarily housed on different tiers, little attempt is made to separate non-sentenced inmates according to the seriousness of their offense and according to the security threat they might pose for the jail. Rather, the organization is designed to be secure enough to hold individuals accused of the most serious crimes and imposes these security measures on virtually all inmates.
Manifestations of the security orientation are numerous but vary in substance and in degree of enforcement over time. They include electronic and manual frisking of visitors, "shakedowns" of inmates and their cells for items designated as contraband, censorshio of inmate mail, and the presence of steel bars, double-lock steel doors, guard towers, and security walls. However, in contrast to some other types of penal institutions, the task of maintaining security is made more difficult by the overcrowding and rapid turnover of inmates and by the inadequate number and quality of custodial personnel. Facilities designed to hold 1,302 inmates, now normally house around 1,800 inmates with an annual turnover of more than 20,000 inmates. Jail guards, hired on the basis of political patronage, usually only receive "on the job" training. And the ratio of guards to inmates is several times below the accepted standard of one guard for every six or nine inmates.
Treatment: low priority During our initial interview, the warden emphasized that educational programs in penal institutions are a white wash, especially when there is a rapid turnover of inmates. However, he also emphasized his interest in treatment by noting that he had recently proposed a new program which would provide for more efficient diagnostic classification of inmates and would include allocations for additional treatment personnel. He stressed that jail administrators and treatment personnel should work together.
However, the jail administrators' actual behavior, vis-a-vis the school, indicates that the school is not their primary concern. For example, the present study of the jail school initially was approved by the warden and by the sheriff without informing, much less consulting, the school staff. Similarly, at one point after I had begun field work in the jail, almost all sentenced school inmates were transferred from the county jail to the city jail. Even though the transfer of these inmates threatened the existence of the school's vocational training program, school personnel were not informed of the decision until they noticed that the boys were actually being transferred and then inquired. Another indicator of lack of priority is the jail administrators' failure to ensure that the guards bring the school inmates down to the school on time. Likewise, whenever school inmates are moved from one tier to another, school personnel must first determine where they have been moved to. Then they must inquire as to the proper security procedures for bringing the boys down to the school. While some of these are perhaps minor points, collectively they indicate the relative low priority of the school. If education-treatment were the administrators' first priority, school personnel would be consulted more often when their own interests are involved. However, this is not the case. Rather, other concerns-among them, maintaining a secure institution-take precedence; and it is up to the school to adapt to these concerns.
Security as a Constraint
The emphasis on custody-security affects the school through several processes: institutional routines, discipline, and institutional resources.
Institutional routines
Although there are bars on the windows, the physical structure of the interior of the jail school resembles a school much more than it does a jail. Similarly, guards ordinarily are not present in the school area. Rather, it is the performance of custodial routines in the broader maxi mum security milieu in which the school exists -in the basement corridor and on the tiers in the jail-that constrains and disrupts the functioning of the school.
The custodial routine includes the frisking of inmate students upon leaving the school and shops. Likewise, the routine may prohibit or inhibit teachers from allowing their students to bring books or other study materials from the school to the tiers for studying at night. However, the most detrimental consequence of the security emphasis is the almost daily delay of school while the routine of "court calls" is being accomplished.
Each morning those inmates scheduled to appear in court that day are brought down from the tiers where they are housed to the basement corridor where their jail identification cards are checked to make certain that only authorized inmates will be taken to court. The inmates then undress and are searched to prevent contraband-including objects which could be used as weapons-from being taken from the jail to the court room. After re-dressing, the inmates are handcuffed and taken to the court building. While this movement-referred to as "court calls"-is in progress, only those guards and inmates directly engaged in the transfer are allowed in the corridor. And because inmate students must enter the main basement corridor in order to move from the tiers where they are housed to the school section, the guards do not bring them down tuntil after all calls have been completed. The reason is security; the consequence is the disruption of school activities as the start of the morning school session is delayed almost daily.
School administrator: Here come the doys-9:30. Observer: What happens here in the morning? Does a guard go up and bring the inmates down around 9:30? Administrator: Well, any time between nine-o'clock and ten. Not until the inmates, whose court date is up, have been moved. And that all depends. Nothing moves around here until these inmates have been moved through the corridor and over to the court building. ... If there aren't too many [prisoners] , and if the guards are all on time, and if they're not short of guards, then they may be through by 8:45 or nine-o'clock, but sometimes it's ten or later.
The school must accommodate the jail's demand for security: the jail's daily routine of inmate movement. The school cannot begin its normal activities until all court calls have been completed. Except for periodic inquiries and reminders to the guards, school personnel can do little but wait for the routine to be completed. Thus, the normal school day, which is already shortened to only four hours to allow time for the inmates' noon and evening meals, is frequently made even shorter due to the early morning movement of inmates to the courts.
Discipline: maintaining order on the tiers
The school program is also affected as jail guards attempt to maintain order on the tiers housing school inmates. While the causes of trouble on the tiers vary, the result is often the same: disruption of normal school activities.
Non-sentenced jail school inmates normally are assigned to either the third or fourth tier of cell-block A, so as to facilitate their movement to and from the school, located in the basement of A-block. However, at one point, growing friction between Black inmates and white inmates resulted in the decision by jail administrators to segregate the two groups on different tiers for their own protection. The consequence for the school was explicit. The traditional full-day school session for all students was eliminated, as one tier of inmates attended school only in the morning, the other tier only in the afternoon. The school administrator described the situation as follows:
. . . some of the Negroes have been threatening the white boys. The whites are so outnumbered now that they don't have a chance. So they've taken all of the white boys off [tiers] three and four in A-block and put them all together with some older colored inmates on tier three. Now tier four is all colored. Don't get me wrong. This is not segregation-it's for their own protection-and it's not to say that the Negroes don't gang up on other Negroes, because they do. But there were so few white boys on each tier that they did't have a chance. White inmates even refused to come down to the school with the others-they were scared. Remember what I've said can easily happen on the stairs coming down here. ... A big burly boy can make a lot of trouble for another boy. . . . And like I said, all kinds of things from fights to sexual abuses can go on in the cells without the guards finding out. So right now we're bringing them down separately with one group coming down in the morning and the other down in the afternoon. We'd like to have them down all day, but it's something we'll have to work out.
Juvenile gang members from the larger community constitute another source of trouble on the tiers, especially when jail guards are unable to segregate members of gangs openly hostile to each other. Similarly, trouble may develop between cliques of inmates vying for control of the tier, or between two or more inmates, irrespective of gang or clique membership.
The guards often deal with trouble on the tiers in a collective manner. Unable to dtermine who is responsible, the guards punish all inmates on the tier. The tier is placed on "ban," meaning that the inmates are denied such privileges of using the television set, seeing the weekly movie on the tier, and purchasing cigarettes and extra food from the commissary. Usually, the school is also considered a privilege. Thus, when on ban, inmate students are not allowed to attend school. Jail guards-not teachers-decide whether or not the inmates may attend school. When the denial of school attendance is included as part of the punishment, the school ceases to function: sometimes for a day or two, sometimes for a week or longer. A teacher commented:
Whenever they have trouble on the tiers, they usually end up putting the entire tier on ban-usually they can't find out exactly who caused the fight or whatever it might be. So they punish them all-take away their privileges. And they include the school in on this. After all, when the boys come here, they can see their friends and talk. It's better than being up on the tier all day. Mr. Meyer [the principal] has been on them [custodial personnel] for a long time not to include the school. But it seems that they still always do it. They've [the inmates] been on the tier all week.
Again, the maintenance of security and order takes precedence over school activi ties.
Institutional resources: disorder on the tiers and delay of school Although the manner in which custodial personnel deal with trouble on the tiers often has a debilitating effect on the school, jail officials do not become aware of all such problems. The overcrowding of inmates, the shortage of guards, and the physical structure of the tiers all impede the jail administration's ability to control activities on the tiers. Furthermore, some inmates have alleged that guards sometimes are aware of trouble and simply ignore it. Thus, a more subtle constraint is the imposition on individual inmate students of problems-such as fear for personal safety and concern for proper medical care-that students are not ordinarily expected to have to deal with.
Inmate student to school administrator: I want to go to the infirmary. Administrator: Is your name on sick-call? Student: No. I've got venerai disease. And it's bothering me real bad this morning. I was down there [the infirmary] last night and they said they'd get me some pills. Administrator: Didn't they give you any penicillin? Student: No, they said I'm allergic to it-so they were going to send me some pills but I never got them. They've [the other inmates] been jumping me up on the tier. And it's real bad this morning. Can't I go to a doctor? Administrator: The doctor's not in yet. He won't be in until noon. Student: . . . I don't want to go back up there [to the tier]. Administrator: Who's been jumping you? Can you name them? They [the guards] won't do anything for you unless you're willing to name names. Student: They've been jumping me. I don't know why. I didn't do anything to them. I shouldn't be in here. I didn't do anything. But they won't leave me alone. Last night they beat me up with what they called a "shit stick" and I'm not going up there again. [A shit stick is a large, heavy duty brush used for cleaning toilets.] Thus, activities in the school's external environment have important consequences for the school. The school often is affected both when security is enforced and when it is not. When security is not enforced, when fights and other disorders are not controlled, students are affected emotionally. While we do not know the actual frequency of fights, extortion attempts, sexual assaults, and other disorders on the tiers, they do occur frequently enough so that the teachers take them into account when discussing problems of teaching in the jail school. As one teacher noted:
Most of the work here is remedial. ... At the most you can keep their attention for half an hour or an hour. You may have a boy who's really enthusiastic one day and the next you can't reach him. Maybe he's had trouble-been in a fight.
Furthermore, the teachers realize that other non-violent incidents on the tier as well as the status of the inmate's case in court may also influence his behavior in school. In one case, for example, the teacher attributed a student's antagonistic behavior first to the outcome of the inmate's case in court and later to the fact that a jail guard had ordered the inmate to shave his beard. But most often, students are passive and apathetic. Teachers view their students as having many problems other than school to think about. And they expect less of them in the classroom.
. . . but you have to be a teacher, not a jailer. These boys need a break from the tiers--just like a man needs a break from his work. He needs to be able to come home--away from his work-and relax for a few hours. The school's the same for these guys. It gives them a chance to get away from everything that goes on up on the tiers-at least for a little while each day. The school's their isle of reprieve. You've got to be a teacher-not a jailer. They get enough with the guards. But that means you've got to walk the line. There's a lot of racial conflict around here. . . . There's a lot more conflict than you'd think.
Problems resulting from inadequate institutional resources are not limited to conflict on the tiers. As noted, for reasons of security, the start of school in the morning is often delayed while the guards complete the day's court calls. However, the start of school in the afternoon is also often delayed. The teachers attribute this delay, as well as some of the uncontrolled violence on the tiers, to the inefficiency and shortage of guards. More specifically, they see many of the guards, who are hired largely on the basis of political patronage, as unqualified for, or disinterested in, their work. One school staff member described the situation as follows:
... If these guards don't have anything to do, then they just stand around there. It's the old political thing; just take it easy. . . . First there's the delay with moving the inmates who have to go to court. Then there are all these other little things that can arise from a lack of guards or pure laziness. . . . But the pay [for guards] is not that good and there's a lot of turnover.
Men who take the guard's job until a better job becomes available account for part of the turnover. However, due to the political patronage system, the greatest turnover-estimated to be close to eighty percent-occurs when a new sheriff from the opposing party is elected. In such cases, most incumbent guards are replaced by men who campaigned for the political party of the newly elected sheriff. Still other problems result from a shortage of guards. According to accepted standards, the county jail has been understaffed for many years. And when ten or fifteen guards do not report for work, jail operations are greatly impaired. The school and other low-priority sections of the jail are ignored as the limited manpower concentrates on the fundamental task of maintaining security. The shortage of guards as well as the lack of training for new guards contribute to the school's problems-including delays in the start of the school.
Observer: When these guards come in, do they give them any kind of training? School administrator: No. They're so short of help now. They just put a guy on a tier and tell another guard to show him what to do. So the inmates probably know more of the rules and regulations in the jail than some of the guards. [While we were talking, a teacher approached us. He was carrying a three by five inch notecard on the top of which he had printed the word "SCHOOL". Below that he had printed "A-3 A.M." and "A-4 P.M.".] Teacher to administrator: Is it okay if I give this [notecard] to the guards? They called up again this morning-they can never remember when to bring which group [of inmate students] down. Administrator: Yeah, I know-but I think we'd better wait on that.
Again the constraints of the external system-this time, institutional resources related to the patronage system and to the number and quality of guardsinfluence the operation of the school.
Teachers and Jailers: The Resolution of Conflicting Goals
To the extent that the conflict between custody and rehabilitation in Metropolitan County Jail actually is resolved, it appears to be resolved through the teachers' acceptance of custody as the organization's primary goal. The teachers have learned through experience that the school is low priority. The teachers are employed by the Board of Education, not by the jail. They are, in effect, "guests" in the jail and in order to be allowed to remain they must make certain concessions. While school personnel do not like the almost daily delays and interruptions of school activities-and while they do express their displeasure to jail administrators from time to time-they have reconciled themselves to the futility of attempting to change the situation.
Relations between school personnel and jail administrators can be described in terms of flexibility and compromise: "give and take." Yet flexibility and compromise are largely characteristics of school personnel rather than jail administrators. The administrators compromise, but only to the extent that such actions will not be damaging to themselves and will not interfere with the basic emphasis on maintaining a secure institution. The school administrator commented:
. . . One thing you ought to know is that no one [jail personnel] around here likes to take the responsibility for anything. They've all learned the old army game: pass-the-buck. No one wants to make a decision. If you talk to one then they tell you to see the other. If you see the other they tell you to see the first one. Let me tell you, you really have to fight to get anything around here. . . . When the jail was built, it just wasn't built for public service or for schools. And yet they keep increasing these things, but they don't increase the staff or the facilities. . . . It's give and take. We get just about everything we request but we are very careful in what we do request. Make sure that we really need it. . . . Thus, jail school personnel must be persistent in their requests. Compromise and favors are also part of the strategy. However, favors sometimes cease to be favors and rather become part of the job. One example is the print shop. After the print shop was opened, the number of forms (such as the corridor passes, commissary "scripts," and various record-keeping forms) increased greatly. As the school administrator noted, "Now everyone who comes in here has a new form which he thinks he has to have." Another example is a vegetable garden which the school staff and some of the inmates started several years ago. Because the garden soil was in need of replenishment, school personnel arranged to have "black earth" brought in. However, jail personnel refused the request because of the threat to security that such activities would pose.
Well aware that the formal channels of communication are often time-consuming and that the "buck" will likely be passed to some other official, school personnel use a variety of techniques to minimize the constraints implicit in the jail's emphasis on security. The school administrator, for example, often interacts with jail personnel in places other than their office: in the corridor, the lunch room, or in the commissary while taking a coffee break. Similarly, school personnel do favors because they know that they may have to ask favors from others. School staff members refer to this as "wheeling and dealing."
. . . That's one thing around here. You don't get anything done unless you "wheel and deal." You do someone a favor because you know it might not be long before you'll need a favor for someone else. And by the time you go through all the channels, it'll be too late. You gotta go right to the top. The higher the better. . . . That's the way you've got to do it to get anything done. Don't mess around with the sargeants. They're all afraid to do anything. They have to clear it with somebody else first. I always go right to the top. And if that doesn't work, I try the next level lower until I find someone who agrees. Although the potency of the teachers' bargaining position should not be overemphasized, school personnel do have several points of leverage in "wheeling and dealing" with jail staff. For example, to some extent, the school is a "showcase" for the jail administration. It is included on the itinerary whenever grand juries, civic groups, or other outsiders are allowed to tour the jail facilities. Second, the jail relies heavily on the vocational section of the school for the production of printed forms and other materials crucial to the functioning of the jail as a whole. Likewise, the shoe repair shop is as much a production unit as it is a teaching unit. A final point of leverage lies in the fact that the school itself contributes to the control of inmates. Unlike other sections of the jail where inmate-inmate and inmate-staff conflicts are common, school personnel are able to maintain relative order. One jail administrator commented:
. . . So-but don't get me wrong. The school is also good for me. It means that for four hours a day I know where the boys are. I know that they're not up on the tiers getting into a fight or something so we can keep an eye on them.
Conclusion
The present study is relevant for those interested in correctional organizations because it focuses attention on the jail as an important and unique form of correctional organization. To date, sociologists have paid much attention to prisons while largely ignoring jails and other short-term detention facilities.
The present paper has focused on ways in which a county jail's concern for custody-security constrains and disrupts rehabilitation efforts. Pervious works dealing with the custody-treatment conflict have focused on prisons and other types of penal institutions and have offered differing findings. Powelson and Bendix (1951) , for example, describe the conflicts between professional treatment personnel and custodial personnel which make standard psychiatric practices inapplicable. Similarly, Messinger (1969:237-286) notes various ways in which the emphasis on security-on controlling inmates-affects the functioning of treatment programs at Deuel Vocational Institution. More generally, Zald (1960:60) notes that "since rehabilitation is a vague and difficult to establish criterion, a continuous pressure for emphasizing control instead of rehabilitation is implied, if an institution is to be free of demands for reorganization." In addition, Zald discusses the relation of the organization to the public and to both internal and external pressure groups and suggests that institutions are usually less autonomous when under departments of corrections. Grosser (1960) and Ohi in (1960) emphasize the importance of pressure from organized interest groups. Finally, building on Zald's (1960) work, Galliher (1972) concludes that the increasing emphasis on custody-security in the prison he studied-a prison that did not have a rehabilitation program-cannot be fully explained by inmate or staff pressure or by community pressures. Rather, he stresses the influence of decisions made by the Department of Correction.
Although the jail school data do not provide a straightforward explanation of what determines whether or not the external environment will influence rehabilitation programs, the data do suggest several factors that appear relevant. To explain the dominance of custody over treatment as resulting solely from the jail administration's ideological persuasions vis-a-vis custody-treatment overlooks some equally important organizational factors. I have stressed throughout this paper that the jail school is constrained by its environment, especially the jail. Yet the jail is also influenced, to varying degrees, by those organizations with which it interacts. Consider the following. First, the jail's basic task is to house prisoners, some of whom might be very dangerous if allowed to remain free. Second, the jail is a public, political institution. Given the large number of patronage jobs involved, both the sheriff's position and the jail itself are important politically. And when a prisoner escapes or when something else goes wrong, local politicians and special interest groups as well as the local news media are quick to exert pressure on the jail administration. Third, while some people consider jails necessary and important, traditionally they have taken them for granted: except, of course, when the public is temporarily aroused by requests for larger appropriations, by prisoner escapes, or by reports of the scandalous conditions in many jails. Thus, while most people probably approve of education and rehabilitation, most are primarily concerned with keeping criminals in the jail and off the street. So when the question of security or rehabilitation arises, security usually prevails (cf. Zald, 1960:60) . As the jail school administrator commented on one occasion, "All they [the jail administrators] have to do is throw the word security at us, and we're dead."
While the need for security may not necessarily preclude the possibility of a viable rehabilitation program, other conditions in Metropolitan County Jail make the task of security more difficult and thus indirectly result in attention being detracted from the rehabilitation program. Given the conditions of overcrowding of inmates, shortage of guards, questionable competence of some jail personnel, and physical structure of the jail, almost all resources must be concentrated on basic security. Thus, a variety of factors, including the jail's relation to the local political structure and the public's general support of security over treatment, combine to diminish the importance of the jail school. Certainly a much fuller understanding of the relative priority of security and treatment would be gained by detailed investigation of the ways in which organizations and individuals outside the jail constrain its activities so that a security-first policy is its only realistic option. 'In order to protect the anonymity of the jail officials, teachers, and inmates who allowed me to conduct the study upon which this paper is based, all namesincluding the name, Metropolitan County Jail-are pseudonymous.
2
The jail school is also constrained because it lacks control over the kinds and number of students it gets. For a discussion of ways in which this constraint drastically affects enrollment and classification procedures, curriculum, and teaching techniques within the classrooms, see Mennerick, 1972:75-84. 
